Despite its weaknesses, the book did find a receptive audience of political and administrative leaders who were already making reforms or eager to get started. The National Performance Review, with Vice President Gore as its leader and David Osborne as a key advisor, is the most prominent example. This high visibility effort helped fuel a cascade of reinventing, reorganizing, and reengineering. As Durst and Newell (1999) have pointed out, "The 1990s have been a period of intense reanalysis of what government does and of how it does it" (p. 61). Although the development and accomplishments of the National Performance Review have received a great deal of scholarly attention (Kamensky, 1996; Kettl, 1994) , little has been said about reinvention efforts at other levels of government. The federal initiatives are very important, but there is no reason to think that the reinvention movement is confined to the nation's capital. Indeed, given the widespread popularity of the Osborne and Gaebler book, its greatest impact may well be at the grass roots. This is where public managers are most likely to have personal encounters with Osborne and Gaebler's enthusiastic fans.
Reinventing Council-Manager Governments
This article seeks to add to the growing literature on reinventing government by examining the attitudes and reinvention activities of city managers. We think that this is an intriguing idea, to examine how the nation's premier generalist public managers view these widely debated reform proposals. Although many of the ideas presented by Osborne and Gaebler were not new to professional local government managers, we do think that examining this subject provides some insights into the depth and vigor of the reinvention movement. The survey findings we examine address the importance of nontax revenues, mission statements, competition with private providers, financial incentives and customer service training for employees, entrepreneurial activities, and the empowerment of community groups. All the issues addressed in our analysis are consistent with the prescriptions found in the Osborne and Gaebler book, although not necessarily exclusive to their work.
Apart from studying attitudes, we are also interested in learning if city managers are active in enacting policies that are consistent with reinvention principles. We have data on the reinvention-related recommendations made by responding city managers, including whether recommendations were approved by city councils and whether they were implemented. Our research affirms Frederickson's (1996) position that "reinventing government is clearly a managerial argument" (p. 268), and we believe that the successful reinvention of council-manager governments would require fairly vigorous support from the city manager's office. Osborne and Gaebler stress the importance of an organizational mission, and this is where the city council would play a lead role (Svara, 1985) . However, much of reinvention would fall under the areas of policy (where the manager shares authority with the council in Svara's dichotomy and duality model) and administration (where the manager has primary authority). Our approach is consistent with Svara's (1997) assertion that "city managers are directly responsible for the executive functions in government" (p. 357).
Of course, we recognize the fact that city managers have limited authority. They must maintain council support if they wish to keep their jobs. An unsupportive council could bring a quick end to a manager who strayed from their expectations. Reinvention efforts might well begin with professional staff, but they would ultimately require city council approval.
We also believe that the ability of city managers to reinvent their local governments would depend on external conditions, such as economic conditions, and any internal factors that limit management control, such as unions. Our analysis will examine manager attitudes toward reinvention, the relationship between manager attitudes and reinvention activities, and explore the affects mitigating factors.
Data Collection and Method
This article uses survey data collected during 1998 by the International City/County Management Association (ICMA). ICMA mailed the survey to all 2,858 municipalities in the United States with populations of 10,000 or larger. A total of 1,276 surveys were returned for a response rate of 45%. For our analysis, we selected out the 777 council-manager municipalities where the respondent held the manager's job. Our database includes 51% of the council-manager governments in the nation with populations of 10,000 or larger. These municipalities mirror the total population of council-manager municipalities on critical variables such as population, region, and type of government (urban, suburban, or independent) .
The four main issues covered by the survey instrument were respondent support for the basic principles of reinventing government, reported reinvention-related activities (including the manager's recommendations, the council's response, and whether implementation occurred), the descriptive characteristics of the responding municipalities, and the personal characteristics of the responding managers. When appropriate, response bias was reduced by reversing the wording of some of the items.
In the course of our analyses, we created five indexes from the survey items. The first of these used eight items measuring support for reinventing government. A reliability analysis was conducted on the items used in this index and high intercorrelations were found. The resulting alpha values were above accepted levels (Carmines & Zeller, 1979) . A factor analysis (Rummel, 1970) was also conducted and all of the items used in the index were found to represent a single unified dimension. The final product was an additive index, with 0 as the lowest possible score and 32 as the highest. We considered a z-score transformation but decided to retain the original item values for descriptive purposes. Table 1 presents descriptive statistics for the reinvention support index.
The next three indexes were derived from a series of items asking about reinvention-related activities. For example, one item asked if the manager had recommended contracting out a municipal service to a third-party vendor. Yes or no answers were possible. Follow-up questions asked if the council approved such contracting (always, sometimes, and never) and whether the contracting was implemented (always, sometimes, and never). Simply giving the respondents 1 point for each recommendation produced one of our reinvention activity indexes, but we needed a different approach for the two follow-up questions. To score these items we assigned a 1 for responses of always and sometimes and a 0 for a response of never. This scoring approach reduced the leverage of the always responses. We felt that they were an ambiguous measure of reinvention success. A manager with fewer recommendations that were both approved and implemented could receive more points than a manager with many recommendations that were not consistently approved and implemented. Our approach to scoring places a higher value on consistent responses across all of the items. As can be seen in Table 1 , our three reinvention-activity indexes have a minimum value of 0 and a maximum value of 10. The distributions of all three indexes are roughly symmetrical, as is suggested by the similar means and medians.
The scores on the three activity indexes were summed to create our fifth and final index. This index summarizes the activities (recommendations, approvals of recommendations, and implementation of recommendations) in each responding municipality. A respondent who did not recommend any reinvention activities received a score of 0 on the total reinvention index. Recommending all the reinvention activities and seeing them approved and implemented (at least some of the time) would produce the highest possible score of 30. The descriptive statistics for this index are also displayed in Table 1 .
Results
As noted above, the managers evaluated a series of reinvention principles. The findings displayed in Table 2 show that the respondents tended to be supportive. Most agreed with all of the items. Support was strongest for the top two items, which asked if local governments should be entrepreneurial and whether local governments should develop nontax revenue sources. These findings certainly convey some type of support for two critical reinvention concepts.
Although there was some variability in the responses to the remaining items, substantial majorities agreed with all of them. Opinions are most divided on how far municipal governments should go in competing against private companies. In addition, there are sizable majorities that appear to question the value of empowering community groups and the prospects of moderating the cost of public services through competition.
In Table 3 , we explore the reinvention-related activities that were reported by the managers. These findings show that most of the responding managers have generally "walked the walk" when it comes to reinvention. Close to 75% of the respondents reported making a recommendation to their city councils in 6 out of the 10 areas covered. These 6 items addressed activities ranging from using fees to pay for services to 124 PPMR / December 2000 The findings also indicate that city councils are receptive to the recommendations made by the managers. On the first six items, nearly 100% of the managers reported that the council approved their recommendations at least some of the time. (The table presents data for the combined original categories of always and sometimes.) This type of response is not a major surprise, given the broad-based support for many reinvention principles. The survey also asked about implementation, and the responses followed a pattern similar to the council approvals. Very high percentages reported implementation of their recommendations at least some of the time. Overall, the findings show that managers commonly recommend the approaches covered by the top six items, and their recommendations were approved and implemented.
The last four reinvention-related activities in Table 3 are markedly less popular. A solid majority of the respondents did recommend funding citizen surveys, but only a bare majority recommended (and requested funds for) programs that would make the government more entrepreneurial. Osborne and Gaebler (1992) present surveys as a useful way to ensure customer-driven government, and entrepreneurial activities are the very soul of the reinvention movement. Managers did appear able to win approval for surveys and entrepreneurial programs and get them implemented once they were recommended. The findings also showed that only a minority of the managers reported setting aside funds for employee incentives or training neighborhood organizations in decision making. These last two approaches were also harder to get approved and implemented. Osborne and Gaebler did note the importance of both employee incentives (for individuals and groups) and neighborhood empowerment.
REINVENTION IN CONTEXT
So far, our analysis has provided some useful benchmark data on reinvention efforts in city governments. The remainder of our findings will focus on how reinvention unfolds. The data we have available gives us the ability to explore the linkages between city manager attitudes and the initiation and implementation of reinvention activities. Overall, we know that there is a statistically significant correlation of .323 between support for reinvention and our total reinvention index (this index sums recommendations, approvals, and implementation success). As might be expected, the correlation is highest between support for reinvention and the recommendation index (.347). The value of the correlation becomes progressively lower as the hurdles of council approval (.327) and implementation (.261) are crossed. As we proceed, we will be ex-
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In Table 4 , we examine the impact of different types of internal circumstances on the mean scores on the support for reinvention and the total reinvention index. We define internal circumstances as city characteristics that could possibly be controlled (or at least influenced) by the city leadership. As can be seen in the table, the level of support for reinvention remained constant as internal circumstances changed. The findings also demonstrate that challenging internal circumstances can limit reinvention activities. For example, it can be seen that the total amount of reinvention activity is higher in municipalities reporting more than 250 employees, more services, and a more favorable fund balance. We also found that unionization can limit the amount of reinvention activity. Of course, there are many complex interrelationships among these variables, and the differences shown in the table cannot be presumed to be independent. Our goal at this point is to simply illustrate that internal characteristics do appear to affect the prospects for reinvention. Table 5 illustrates the impact of a group of variables that we have labeled as external characteristics. These are demographic characteristics city officials probably could not change in any significant way. Again, we see some associations. Greater reinvention is associated with a strong economy, a population that is stable or growing, stable or improving real estate values, and higher per capita incomes. We also found more reinvention activities in central cities, states outside the New England and mid-Atlantic regions, and cities with larger populations. Support for reinvention remained essentially constant across all these different demographic groups. The mean score on the attitude index stays roughly the same-even though we identify shifts in the actual level of reinvention activity. Our final tables examine the combined effects of some of the variables discussed above. To support this effort, we created two additional indexes that group the managers based on their responses to the items measuring internal and external characteristics. For each item addressing internal and external characteristics, the respondents received 1 point when they were in a favorable group and no points when they were in an unfavorable group. A favorable group tends to foster reinvention, and an unfavorable group inhibits reinvention. One of the two new indexes gives higher scores to respondents with favorable internal characteristics, and the other gives higher scores to respondents with favorable external characteristics.
The next step was to split our two new indexes and our reinvention support index at their medians. In Table 6 , we examine the reinvention success of managers scoring below the median on the total reinvention index under different combinations of favorable and unfavorable circumstances. The top section presents scores for managers who expressed less support for reinvention and who faced unfavorable internal and external conditions. The average score on the support for reinvention index for this group was 19.75 and the average score on the total reinvention index was 16.08. This reinvention score is the equivalent of recommending, receiving approval, and implementing half of the possible reinvention activities included in the survey. Looking down Table 6 we see a steady increase in the reinvention activity as circumstances improve, reaching a total score of 18.21 when managers faced more favorable internal and external circumstances. We ran a one-way analysis of variance on the total reinvention scores for the four different conditions displayed in Table 6 , and the differences are statistically significant. The findings in Table 7 are quite different from those presented in Table 6 . In Table 7 , we examine the reinvention activity in cities where the manager is more supportive of reinvention, under the same circumstances presented in Table 6 . In the first section we see the average score on the reinvention support index was 26.06, compared with 19.75 for the less supportive managers under similar circumstances. For the supportive group, the total reinvention score was 19.68, compared with 16.08 for the less supportive group. There is a statistically significant difference in the reported reinvention activities of these two groups. Table 7 also shows a sizable increase in the total reinvention scores as conditions improve. This measure reached a high of 22.52 when the supportive managers faced favorable internal and external conditions. The differences in the total reinvention scores are statistically significant.
THE ROOTS OF REINVENTION
Tables 6 and 7 do show that reinvention activities are fairly ubiquitous. That is, there is a certain base level of activity that exists regardless of the manager's level of support. Of course, this is partly because some reinvention principles describe common management practices. At the same time, however, the findings show that supportive managers do stimulate additional reinvention activity. Managers who support reinvention average more recommendations, under all conditions, and more of their recommendations are implemented.
To learn more about the link between attitudes and behavior we looked at the types of recommendations reported by the 215 managers who were in the final row of Tables 6 and 7 . These are all managers who experienced favorable internal and external circumstances but differed in their support for reinvention. There were 125 managers who supported reinvention (from Table 7 ) and 90 who indicated less support (from Table 6 ). Managers who were supportive were more likely to recommend a fee increase instead of a tax increase to fund certain services. They were also more likely to have recommended funding for citizen surveys, programs to make their governments more entrepreneurial, funds for employee incentives, and funding to train neighborhood organizations in decision making. The differences between the supportive and less supportive groups were statistically significant on all of these items. One of the most interesting findings concerned the item asking whether managers recommended programs to make their government more entrepreneurial. Seventy-two percent of the supportive managers made a recommendation of this type, compared to 46% of the less supportive managers.
Given the importance of city manager support, we wondered whether successful managers possessed any unique personal characteristics. We were able to take a close look at this issue because personal information was collected by the survey. We found that the personal characteristics of the managers did not appear to make a difference. Different years of experience, tenure in present job, and education were not related to reinvention activities.
The only factor we found strongly linked to reinvention activities was support for reinvention principles. These most highly supportive managers were the real reinvention powerhouses. If we look at those managers with a score higher than 26 on the reinvention support index, we find a group that averaged 8.6 recommendations. In addition, they scored 25 out of 30 on the total reinvention index. Thus, it is the manag- ers with the strongest support for reinventing government who report making the most recommendations and achieving the greatest reinvention success.
Conclusion
There is little question that the reinvention movement has changed the way we think about government roles and responsibilities. This is probably truer of citizens than academics, but the rhetoric of reinvention has spread broadly. Knowing more about the thoughts and activities of city managers helps us to better evaluate the importance and the credibility of the reinvention movement.
Given our findings, it does appear that city manager behavior is consistent with many key reinvention principles. They also appear comfortable with the core principles of the reinvention movement. Nearly all of the responding city managers agree that local governments should develop nontax revenue sources, that they should be entrepreneurial, and that competition should be introduced into the delivery of public services. Sizable majorities agree that there should be financial rewards for municipal officials to be more entrepreneurial, that community groups should be empowered, and that municipal departments should bid against third-party contractors for local government work.
We also know that many city managers are actively engaged in reinventing the municipalities where they are employed. Nearly all of the responding city managers claim to have recommended fee increases, customer service training, enterprise funds, third-party contracts, and funding to train employees to better respond to citizen complaints. Many of these activities have roots that go back much further than the reinvention movement, but others clearly show that managers are actively playing the reinvention game.
Although support for reinvention appears strong, our findings show that "true believers" make up a smaller subset of the city manager population. These are the managers who appear to forcefully pursue a reinvention agenda. They are the ones who jump the tougher reinvention hurdles, such as funding and using citizen surveys, pursuing entrepreneurial challenges, funding employee incentives, and providing training for neighborhood organizations.
Of course, we also know that reinvention does not take place in a vacuum and that there are barriers that may slow or stop many would-be reinventors. Challenging circumstances appear to hinder the reinvention activities of even the most supportive managers. Progress appears most difficult in smaller municipalities and those struggling with an unfavorable economic climate.
This study also sheds some light on the level of leadership provided by city managers. Our evidence is circumstantial, but it provides some insights into an area of local governance that is difficult to explore directly. Our findings show a strong association between the attitudes of city managers and the reinvention-related activities of council-manager governments. It appears that some reinvention activity just happens, but high levels of reinvention are associated with the presence of highly committed managers. City managers have the ability to intensify a reinvention effort and ensure higher levels of success.
